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FOREWORD o g

In’ recent years, writers on citizen education
have urged educators not gmly to tranémit civic .
knowledge and skills, but also to encourage citizen
participation. * This concern reflected, in part, the
pohtical activism of the late 1960's and early .
1970's, as well as the desire to develop more mean-
ingful citizen education cwriculums through ekperi-
entm’l learning. Participation was thus seen as
“both a'means -and an end of citizen education.

» This view is well expressed by Dr. Demu.s F.
Thcmpsm in his issue paper "P011t1ca1 Part:.c:.pa-
xtion." Defining his topic as "a process in which
individuals or groups attempt to influence or make
political decisions," Dr. son argues that °
paJ].:tLCJ.pation has both mtrins:.c and extrinsic
value:

. Intrinsic purposes refer to the
valuaq' that are pramoted within the
participatory process itself, more
or less independent]y of the out-

* comes that participants seek to in-
flugnce. Here we'would locate
educative values of participation, ' .
such as the development of political = |
campetence and knowledge, civig i
virtue, and a sense of legitimacy... .
Extrinsic purposes focus on the .
outcomes,” and include the expressiqh
of individual and group interests,
as well as general intsrests or the
public interest understood in terms
of the ocutcames of dec1510n$ or
policies.l/

JIn order te explore the validity of such recent
discussions, the CitiZen Education Staff asked
Dt. Robert,Salisbury, professor of political science

_at Washmgtm Univerkity, to write an essay on the’

ili‘
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idea and purpose of participation. In the follow-
. ing paper, Dr. Salishury examines the piilosophical
interpretations of political parficipation, ques-
' S tions the extent to which participation has pro- ..
‘ moted ipdividual and group. interests, relates parti-,
Tipation activities to the develdpment of public

policy, and concludes with reference to the intrin-
sic values of individual part:.c:.p&tm

The Cltlzen Educatlon Staff also sought com-

ments about Salisbury's paper’from several persons

. with substantial research or applied émpexiencé in

- the area of citizen education. Our purpose was to
"provide a critical examination of Salisbury's major

\ points, as.well as to amplify his remarks through,
for examplé discussion of the-political experience..

of blacks or the transferablllty of participation

-’skllls

In case$ where reviewers' camrents ware spe.cif—
ically related to portions of Dr. Salisbury's paper,
we have inserted excerptg from their remarks di-
rectly into the .body“of the paper. othexr” cases,
where réviewers chose to write an. exténded state;
S. ment on oné or two issues raised by Salis , their
full comments are printed in the appendix

¥

. . Citizenship education and participation incor-
porate a‘'wide range of values and persppctives. .
MeaningFul activifies in this area d discussion
and debate. We hope that through thisjpublication
the Office of Education can stimulate a dialog on
the major issuas ufd’erlying citizén egducation.

© I'would llke to express wthanljfs to Robert
Salisbury: for his ‘perceptive ‘analysig, and to -
Miriam ClasBy, Carpl Gibsor', E'dWa.rd  / eenberg, '
Ira Katznelsoh and Mllton ’Kotle:; fpr contm.butmg




~ / Lo,

ms:.ghts fram five varied perspectlves Apprecia-
tich is also due to Lgrry Rothstein for hig skillful .
editing, and to Karen Dawson for her conceptual
guidance and critical reviews. - s

Prepared by the USOE Citizen Educat::.on Staff{
this paper is one in a series des:.gn% help
~ raise issues and provide informaticn e cur-
rent state of citizen education. Others in the
series include:

New Directions in Mass Comimications policy: .
., Implications for Citizen Ech.tcatlm and
* Participation -

Citizen Ech.:cation in the Workpiace
f
An &nalysis of the Role of the U.S. Offlce of
Education and Other Selected Federal Agenc:.es
in Citizen Education
Citizen Education 'I‘oday: Developing Ciyic
_Competencies : '

Citizen Participation: Building a Constituency G
5 for Public Policy .

" Citizen Educatiofni and the Future

\ , - ’ -
’, Elizabeth Farquhar
. Coordi.
‘ Citizen Education Staff

U.8. Offce of Education
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INTRODUCTION

Debates over the proper meaning and role of
citizenship in & democratic political order have a’
long, lustrous but often interrupted history. Plato
and, especially, Aristotle devoted considerable
attention to the nature of citizenship. The concept
of citizenship was central to most Roman discussions
of politics. At the end of the Middle Ages contro-
versy revolved around the right of the individual to
resist €he claims of church and state. And certainly
_since the 17th century, the obligations and privi- -
leges of citizenship have been at the heart of dis-
cussions of p011t1ca1 philosophy.2/ -
" The writings of such phllosophers as Locke,
Mill; and Marx contain a rich mixture of both de-
scriptive and normative contentions. It is often
difficult to sort out these two types of statements;
sometimes they are so intertwined that to disentangle
them may destvoy their essential meaning. Neverthe-
less, it is important to noteithat modern social
science has begun to transform this phllosophlcal
debate by systematically II‘Iv‘est:Lgatlng the empirical
aspects of citizenship.

While it would be foolish to contend ‘that such
research has conclusively resolved this argument,
it has considerably.clarified it. Moreover, it is
now easier to identify the ccupeting values involved
in any philosophical argument concerning the role of
the citizen. Because of such evidence, it is pos-
sible to think in temms of costs and benefits, as
well as the trade-offs involved in onme set of polit-
ical arrangements as campared tg amother. 1

The growth of* social science research has also
expanded the concept. of* c1t:|.zensh1p in another way.
It is no longer thought of simply 4n & of the
American experience or even the Anglo-American tra-.
dition. Social scientists gather, compare, and:cen-~ :
trast data on participation in many secieties, from-

1
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- workers' councils in Yugoslavia to the ambudsmen in
Sweden to the cadres in comunist China.3/

In short, it is now much easier to assess the -
possibilities of participation and to evaluate alter- .
native conceptions of democratic citi hip. Al-'
‘though sufficient information is not
arrive at a wholly confident judgment, ¢
broad array of empirical evidence on how p
and act under various circumstances. '

Later in‘this essay, I will note amther area:
.in which modern research has enhanced the capacity.
to think and act .effectively on this problem --. how
different patterns of educational practice work and
how they affect people's capacity for civic responsi-
bility. ~In order to grapple successfully with the
problem of citizenship, education, béth the meaning
of citizenship and the processes of education sk
be acammed . .

Ht

-

I hope . in. thlS essay to raise questions and to
: clar:.fy some problem areas in regard to citizenship
in contémporary dempcracy. I shall begin by examin-
ing’'several concepts of citizenship and how each one- \
takes on meaning' in different institutions of modern
life -~ the family, the school, the twrkplace, the
. neighborhood,. an¢: the. sdciety. The-concept may
carxy d:.fferent meanings - m these settings.
In the third part of this essay, I shall turn
to scne of the recegt evidence regarding the patt
of participation @n8 the consequences of various
\ social and political experiments in stimulating
\ citizenship activity. It must be emphasized that
although social s¢ientists now know a good deal more
\  than they did about what citizens do and why, -they
\ do not know nearly enough to make confident and con-
' clusive judgments. That is why in this essay I shall
| oftén raise questions and express doubts rather than
| ammounce what is the case.

4 '




¥

* Uncertainty may stlrm.llgte thmklhg about what
is unknown, but’ it can also have a scme;hat paralyz-
ing effect. * It may leave a gloomy feeling that .
since it is difficult to determine what participa-
tion will agcomplish, for the individual or for -
society, it~ is not worth the éffort. The final
section of the essay, addresses -this problem. First,
I shall examirie the material bearing on the effects
of participation ¢n the individual. Here conse-
quences are undéniably important. And second, 'I
shall seek to remind the reader of the.cont:mumg
vitality of the democfatic faith and‘the effective-
ness of that faith put into practice. {Egr as
Winston Churchill gaid, 'Democracy is WOrst
form of goverrment known to mamkind, except of .

. course for all the otl'm':s. .7

.
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" ARENAS OF PARI‘ICIPATION AND LEVELS OF ANALYSIS

The Danains of C].tJ.zenshlp

¥

) Péi‘haps the most dl»st,:mctlve characteristic of

. the modern eéneeption of citizenship is the extent
to which it is located within a particular and well-
differentiated institutional framework and set apart
from other realms-of life.- That is, the pr':mary
meaning of citizenship today is' to be found in the
political realm, Although eccnmuc and social activ-
ities overldp and interact with political life, both
for the individual and for society, the dlstmctien
between these realms is well éstablished. It was
certainly not so for Aristptle, nor for most commen-
tators who wrote before the emergence of the modetn

A ical atlima] he meant that human potential could not
be achieved without full partic:.pation in the polit-
" ical cammmity. That commiity embraced all types’

. .
- . '

state. When Aristotle asserted that man was a polit--

- )




of public interaction, :mcludmg what- would now be
thoug,ht of as economic and socia.l activity.¥

+ EVen tocla; ‘the notion of citizenship is applied
to such sectors as the scheol, the family, the work-
place, or the social club. Usually citiZenship -in
this sense only implied that within all social in-
stitution$ authdrity relations exist and that this®
involves obligations and rights for each member. In
short’, there‘is an essent;.ally palitical element in
"every social institution.® A'g deal of contempor-
ary argurent has developed over matters as the
des:.rability of "democratizing he workplace” of
increasing “student rights” in ¥he school. These may
be seen as desirable in and of{themselves. Or they
may be regarded ‘as preparatory some expanded.cit-

.. izen involvement and control the more comprehen-
A . ogive lit].cal institutions of the state itself.
&

_ H aty case, these institurig .arenas are
. petcedved to be distmgulshable .a way that pre-
, mo philosophers implicitly denied. “As a.conse-
N quence, gchoices exist that would have seemed mean-
mgless, to then. One cho:.ce involves the question
of c:.t:.zenship préparation® ‘Is there a connection
between the attitutles arfd praetices of citizenship
in the school or: the family setting and analagous
‘ attitudes and practices in the larger political a=
" rena? Much medern political thinking assdbes that
) there is and that .expanded citjeenship {i.e.,, pri-
)manly participation in, and conseqi@nt contkol over,
authoritatlve dec151cms) in any significant social
area-enhances-the lJ_kel:Lhood of participation.in
other arenas.

*Tra Katzpelson explains "I‘he Amer ican and Frepch
Revolutions' fashioned for the first time a domain of
c:.t:.zenshlp separate and apart from that of 'civil
‘~gociety'. This divorce of ciltizenship and society _
¢ operted up the Most pressing concerns of the modern .
~  political agenda how.will the tensions between an,
unequal -society and an equal ‘realm of ¢itizenship be
\“ mandged? How can da‘roc;racy and capltallsm be ;nade
canpat:.ble"" : ‘

| ST
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It is often argued that if schools become more
democratic, authoritarian’practices in the workplace
will be undermined. 4/ This may be true, but there 1is
very little evidence of it. There are _nany examples
"at_both individual and societal levelsiWwhere democ-
‘i'ac’y in one domajn lives cpngenially with autocracy
in another. Participation in workers' councils in
Yugoslavia, for example, does not seem to lead to
broad citizen control over 6ther political processes.

. The lssue really is whether and to what éxtent
. part:.c:.pation in one institutional realm prepareg
citizens for more effective participacion in other
_realms. A priori it seems that it would, and there
is some evidence to support thig assumption. But a
case can be made that the effects are ratWer minor.
If this is true, it has two major ‘implications. One
is, of ‘course, that if adolescent participatory op-
portunity and experience in the school or family
.settings have little to do with adult practices, the
forrner ot be justified by reference to the lat-
roughout this paper, where T say that in-
formatmn does not exist as to what comnection there
may be between two sifuations it does not necessarily
follcw that there-is none. Rather, it 3 an implicit
plea for more careful empirical.investigation of a
matter too often taken for granted.)*

*An example of research being conducted on the ques=
tion of whether and to what extent pargicipatiop in
one institutional realn prepares citizédns for more

ef fective participation in other realms is Edward S.
Greenberg's work on plywood cooperatives in the Pa-
cific Northwest. 'Based ort preliminary data, He has |
found a very strong mlatmnshlp fetween active pat-
ticipation within enterprise politics (enterprises”
where the members are solely responsible for govemn-
ing -through attendance at meetings, election of a
board of directors, and the hiring and firing of a
general manager) and participation in conventional,
politics.

.
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The second pomt is that if increasing democ-
racy in ¢ne area camot be justified by its training
effects for participdtion in another, then the ques= .
tion is whether increased part:.cipat].on in any par-
ticular arena is desirdble for.its own sake.  This
is a complicated question with no single answer.

There are those who contend that every individual
with more than some minimum threshold of competence
should.be a fully active citizen in every social

system or subsystem of which he or 'she is'a part.

Others, however argue that the values involved.
.and the costs and benefits of participation vary from
. sysfem to system., If, as I shall later -argue, there
T is very often a tension between the values of equity
and efficiency in the operation of a social system
.and if expanded participation enhances equity valles
at same cost to efficiency, the net value derived
may be very different if one is learning Latin, where’
equity wvalues are slight, or Auerlcan history, where

. they are, cgner\l : ’ P
” The example may be trlv-:'.al but the point is
not. The values at stake in c1tJ.zensh1p vary in type
. and in amount as we from one institutional arena
iy ., to another. There 1s no-citizenship, in- ge.neral It
- exi{sts only in the particular domains of one's life.
It is not cleaﬂy understood hgy the practices of one
» domain affedt those of anothef@nor what precise val-
ues are at stake., Both sets of issues cry out for
, careful investigation and explication. At this
stage, however, it is valuable to rscore the J.m-
. portance of such distinctions o .

117{1_riam Clasby develops this point by her contention:
"ILf we accept the generalization that citizenship ex-
1sts 7ot in general but in particular domains of .
one’s life, then the 'specification of those domains
assumes cr1tica1 importance. To limit the domains is
to limit our understanding of citizenship and related
skills and "competendies. Exclusive fo on citizen-'
ship in sub-societal associations ingw#tably diverts
attention from the role of citizens ifi” formalating’
and evaluating public policies which expand or con-
strain personal and commmity choices.':

. 6
R




" - the businegs of the burgeoning b

. -those classes Suffz.ciently TRANET

'distmctly political meaning’of

with Jolm Locke and end with:
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That importance can be seeh more cleﬂrly, per-
haps, if we recall the pO].ltha. ngntext in which a
tizendMip emerged |

may place the crl‘t«

in Western political thought _,;;

many others, before and after,
contemporary Jnderstandmg, it

Surely one reason was the oft-noted desire of Ldcke
and others to Justify the Whig he¢gemony in England
aride its corollaly, the reduction|and % ion
of Stite (i.e., Crown) authority lover ec
Political citizenship wa$ the mechanism by which the
state could be kept from unpopul intrusions gnto
ggoisie.. In due
be ‘the instrus
t whereby

- to mister encugh
litical action
oped in other '

course, political citizenship can
ment ‘of the liberal state, an ing

votes could seek to redress thr
what;ever imbalances might have de
arenas of, life. And, further, if| fhe effort at re-
dress ineffectual, the solutifn was to be/fmmd
in expanded or more efflcacmus }ﬁ lltlcal action.

Cmversely, one of the ant tenets of

- Marxism is that the liberal distinction among the

Pperatives of

realms of citizenship is meaningldss. Conventlonal
citizen dction to redress imbalanges of socipecodomic.,
power is futile, Marxi®ts argue, because at boqcorn .
every struc of life is dominaded by the. same im-
- Specificdally, the class phat
dominates the econmty pust, #lso control- the polidt
Fram this perspective, liberal concéptjons of cit
zenship are ‘mainly legitimizing the mechanisms.

© ruling class justifies its dominances¥y arguing thic

¢ life. -

o

s

the government results from the truly expressed "will

of the people." It thereby persuades the under-
classes to accept the status quo, e
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dlearly these o very largé m&complir;a&éd
My purpose here, as it s thioughout. this .

' esSay, 1§ to raise for e:q:hcit éttentlon scuie, con-

flicts and wuntertainties that oftern, lie unexamined
just beneath the surface’of many dissussions of cit-
izenship. The issue to confront is this: vHow does
citizenship in one institutional arena compare with |
citizenship in another? When we think about citizen-
ship training do we wish to employ the same caleulus,
of values for teaching about citizemship in the work-
place or the family as we do ‘for the political order?
Are the same values involvéd and in the same way? Or
should they be more narrpwly defined? Does freedom
of speech mean the same thing in the. classroom that
it does in the newspaper? And, as some might argue,
are the distinctions we draw among institupionl .sec-
tors largely some kind of .ruse, a ploy of. the liberal
.state to disguise the réalities of bourgeois. hegemony ’
in a capltal:l.st world? . —_

CltlZEl1$hlp as Behavior 8 o

_Earlier it was noted that the idea of citizen-
ship would be equated with participation ir and
trol over decisions. This definition is suitable for .
the purpose of this discussion because it.provides a
behavioral reference by which to measure citizenship.
Moreover, it is a coricept of c1tJ.zensh1p that can be
bounded by law. .

An ‘important aspect of the emergence of the mod-
ern concept’ of citizenship is the imfolding of expli-
cit rules régarding what the citizen might dou(e.g.,
vote) , must do (e.g., gerve on juries), and could
refuse to da (e.g., shout’allegiance to the rulersy.
Ih every case, however, thé elaboration of legal con-
tepwions of'¢itizen rights and citizen duties in-
wolved what people could or could not do, i.e., it  »*
involved their behavigr. Hence, the idea that citi-
zenship deals with behav:i.or in addition to attlt:udes
and values
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' This is an important point. Much modern rae
séarch on citizen participation and citizen educa-,
tion deals with attitudes, not behavier. Research-
ers have depended upon survey research methodology.
This means that people are asked what fhey think and
sometimes what they think they do. BAt behavior is.
not observed.b/ For example, studie$ of American
attitudes toward civil liberties fifid distressingly
low levels of attitudinal support/for the provisions
of the First’ Amendment,7/ but they do not indicate
the extent to which these attitideg have been car-
ried into action. An’ intolerant gpinion does not in-
evitably result in behavioraL‘expression of that
intolerance. R ‘ '

By the same token,. opinion research tells us

_that Americans are woefllly ignorant of the basic
processes of politics.8// But 'wheft the shoe pinch- .
¢s"9/ some of these samb.'ignorant" folk may know -
{ remedy. It may Be that-a -°
certain political "stheet sense” exist® among.those
-who "test poorly"” in' the opinion-surveys that have

provided, until noy, most of the information abqut
citizenship. : ot :

T

As in so y'&areas of education, more aware- - =
ness should be shown of the difference between edu- '
cation that pl;'é ares people for verbal testing, of ‘
which opiniorf nys are oné type, and education hd
that prepares, for’ effective action. One may wonder \_’
whether formad ‘schooling has much to do with culti-
vating ‘the abilify to discern when the shoe pinches
and what to do about it. Again, no definitive judg- / '
ment can be mAde yet, nor should discussions be
foreclosed_gven if it could., = ., ¢

The point is that there is a.question t0 be
asked offigarly every piece of research -- and this
really méans almost every statement of alleged fact -
-- bearing upon citizenship education. Does it deal
with reported opinions and atrtitudes or with citizen

*  behavior itself? If it is primarily about attitudes,
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are they related to behavicr, and if so, how? Often '

they are, and I do not mean to call into.question
the large body of work that assumes rough eongruence
between attitudes and behavior. My point is simply
- that we should never assume .this congruence w1thout
examination.

Citizenship: Miero and Macro ¢

4

Before examining other conceptions of citizen-
ship and participation, another significant distinc-
tion needs to be introduced. Citizenship exists on
two very different levels. On one lewel it is a
matter of the individual citizen. How shall each
person best be prepared o live as a participant in
the modern world, understanding both it and himself
s¢ as to attain optimal self-actualization and.self-
interest through political action? On another level,
citizenship is also a societal phenomenon. It in-
volves the aggregate effects of imdividual partici-
pation. And these may tum out to be of qu1te a
different character. ,

This issue will be considered later in reference
to other problems, but one example here will indicate
its general’ significance. Each individual is urged,
to vote, but if everyone voted would the results be
beneficial? Would a society in whith every member
was a vigorously outspoken activist be one in which
mngugh agreement could ever be reached to acdomplishy ,

anything?10/ .

The dile:rma may not be inevitable but there is
often a germine problem in squaring micro and macro
level effects of participation. I shall return to
this matter later.

THE CONCEPT OF PARTTCTPATION

I.nstnmmtal Citizen Participation’

©  When citizens take an active part’ in political
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processes 15 ordér .£5- brihg abam same, desired
changé n public policy or in shme’ aspect of the

" politigal system, this is considered instrumental
or purp@ive participation.1l/ From'this perspec-
tive, partlclpatlon is seen as a'means of acquiring

_ power, andpower.is regdidedeas a teans, perhaps. the
reans, ¢ for :cealloaatmg SOCleta]. resouyces. ;

This concept mvolves a muber of assumptions.
One is that.the efsencevof politics, and hence'of
part:.clpatmn invits processes, is conflict among
individuals and groups over who should get what,
i.e., the allocation of scarce resources. This is a
venerable interpretation, rurmirlg from Jotm Locke
through the utilitarians and down to much current
political debate. It has surely provided the ration-
ale for much of the effort to expand the suffrage in
this countrye Proponents of increasing participation
have argued that it is important to give the proper-
tyless, or blacks, or women, or 18-year-olds the vote
so that they may reorder the priorities of the polit- .
ical system. More recently, those favoring partici-
pation have proposed erhancing feighborhood involve-
ment in commmity development programs so that more -
money would flow to neighborhoods and less to down- e
_town busifless interests. . f’
Two other assumptions about instrumental ’parti=
cipation, related to models of market economics, are .
that citizens pursue their self-interest, and that
the aggregate result of individual political partici-
pation motivated by rational self-interest will be
some reasonable approximation of the public interest.
Clearly, difficulties are present in these.assump-
tions, Is there any reason to support the idea that
self-interested, individual political participation
will result”in optimum public policy? In short, does
the “invisible hand" work? -
It might be argued that to exclude or discourage
. «any group from participation will severely deprive
- that grow of its share of public policy benefits.
Cmsequently, unless there is scme acceptable ba313

11
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for exclusion (convicted felons? children?); no one

- should be denied ait equal voice. This is essential- .

ly. the arguvent for equal apportiomment .and univer-
sal suffrage, but at the societal level it is a

“negative argument. All can participate because no
one can legltlmately be left ott.

, It is at the group (or individual) level tBat:
the argument for instrumental participation is posi-
tive -- you wild improve your share of what-there is
to get politically if, and only if, you participate
fully. But your increased share will, to the extent
that policy resturces are scarce, be at the expense:
of sare other group. And is_ it agreed that some now,
quiescent groups should step up their pqlitical ke-
tivity in order to gain a larger share of the pie at-
the expense of those presently enjoying a favored
position? '

The point is that instrumental participation is,
to some extent, redistributive. Some people win and
‘others lose as a consequence of changing the level
of activity. And given the near-universal findings
that at present the poor, the less well-educated, and
generally the disadventaged participate less, to ad-
vocate an increase in citizen activism is, in‘large

ure, to advocate redistribution of society's re-
sourges to these disadvantaged. Of coufse, that is
precisely the chject of much current ting about
1 ,participation. Yo urge participatory democracy or
the unrolvement m policymaking. of "'the Areas. and

. groups affected” has a political purpose and it is in ‘,
behalf of the poor. * _ ] , v

*

et
#Milton Kotler believes that "Intellectual opinion
has long &mputatied the 'invisible hand'; Proposition
13 has shown that mcreased part1c1pat10n does not
necessarily help the poor,’

12
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It must be recognized (citizenship education
efforts often do not) that insofar as participation
is redistributive it always imvolves wimmers and '
losers. It follows that same of those who partici-
pate will nevertheless lose. They will fail, and

" democratic theory does .ot prepare them for failure.

Participatory democrats of recent years have often
been shocked at this diseovery. Believing their
canse to be just and in the best interests of the

.more mmerous classes of the people, it did not seem #

possible that active mobilization would not prevail.
Citizenship education must teach that instrumental
participation almost irvariably presupposes conflict-
ing infierests or it would not be needed in-the fixst
place. And conflict means that same will win and
others lose.* !

Ancther, rather different, dilesma results fram
invisible hand assumptions about participation.. This

me, however, does not have a clear class bias at-

d. It involves the argument that private self-
interested political action will not lead to the pro-
duction of public policy for collective benef]a.t 12/
Let us suppose that a strong national defense or
clean air is of bepefit to us all. Nevertheless, my
self-interest and yours tell both that we slﬁi
not pay for these polidiés if we can help it., Rather
we should let others pay while we take a fred ride,

enjoying benefits from which we cammot be equuded
even though we did not pay for them.

£

*As Carolv Gibscm reports, black citiéens expected

© their participatgon to be redistributive. Their ex-

pectation, however, was not fulfilled.. "My hypothe-
sis is that once. the Voting Rights Act of 1965 was

passed and implemented, black citizens expected max-
imum results and received instead camparatively.min-

, imal changes. I am suggesting that the extent to

which apathy exists is related to a sudden realiza-
tion that ¢lectoral politic$ is not very relevant to
policy outcomes.”

T
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lution to this problem is semeh
degree off ocupuﬂign whereby the state forces !fs to.
contrlbu tax money even though we would ratheér

. escape. 'Philanthropic motives cani also ease the

harsher consequences of the invisible hand in poli-
tles (. Justice Holmes said, cheerfully, "With
taxes I buy civilization'). as in econamics. - So also
may a widely shared commitment to scme notion of the
“common good’ which serves to guide the participant.
In any case, there are important limits on the suff{-
ciency of instrumental citizen participation for

achleving satisfagtory publie. pohcy
Supportlve Participation

L]

Supportwe participation occurs when citizens
o take part in their political system. They thereby
legitimize the decisions of government and of the
political system. By these means they glve consent.
But if they are excluded they camot ccnsent and,
for them, the system has no legitimate claim to their
tloyalty. For John Locke and other political philos-
ophers, citizen particlpation has both instrumental -
and supportive features. Indeed, the supportive
mearting attached to part1c1pat10n provide a
degree of comnitment to the syst its rules and
values. And thig, in turn, may b;e essent:.al to the
system’'s stabili .
Take a person who works very hard to accomplish
a public policy goal (instzumental participatiomn)
sand loses decisively. What l:q.nds him to the system,
secures his loyalty, and inhibits either his emigra-
tiopt or his ube of illegitimate means’ to achieve his
policy ends? Sometimes nothing does. But if the
individual does rempin within the system, how is this
o be explained in texms of participation? One way
"is for the person tof continue to think about partici-
pation as imstrumental but assume that at some future
time what was lost today can be won.

L] <
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Another way, however, “is to regard participa-
tion as having an important support component. :
Thus, even a losing struggle helps cement devotion

#* to the system and its rules. We often hear defeated .
political candidates, for example, affirm their in-

x creased admiration for' the Amétican political pro-
cess, and for the people who have just rejected them.
This™tiéed not be mere political eyewash. Citizen
action probably promotes a general tendency to be
suppartive of the political system.

w2

- There are, in fact, saxe empirical questions
involved in these matters to which we have few reli- .
able answers. “Are active participants more support-
ive of the American political regime than those who
remain outside the comminity of fimctioning citizens?

evidence of McCloskey and others suggests that
' they probably are.13/ But if those presently inac-
tive were to be mobilized, would they then also, be-
come more sympathetic to and happy with the regime?
‘Perhaps they would, bur.? it might depend on whether’
their interests were served effectively! Argood
many blacks and radical students insistgéd that
following the failure of their activism of the
1960's to transform public policy they were "turned
off for.good." (We should note, however, that there
may be an important difference between expressed
. attitudes and behavior. Quite a few of the 'dis-
» illusioned" have reappeared 4s active citizens.)

" We may-flarify this matter somewhat by examin-
ing some of the subtle distinctions regarding parti-
cipation, For example, many people vote with very
little sense of purpose but ocut of a vague sense of

. duty as a citizen. Many parents attend PTA meelings
' not* because they wish to change school policies but

tq show their children (and their neighbors) in
general and quit® uncritical way that they sup
the schobls.14/ Some participgtion, in short, is
supportive in intent, while other mamifestations
that take, the same form, voting or going to meetings,
are purposive. \\ .
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Doubtléss a stable and satisfactory society
requires both kinds, But efforts at citizenship
education should not blithely assume that there is

_no difference.” People are apt to know better. If
they are taught that partlclpation is instrumental,
the discovery that much of it is really only sup- |
port:. %my lead to antagonism and hostility. And

ic policy creates participatory mechanisms,
expect:atlms of influerce may be developed that are’
difficult, evenr dangerous, to meet.

The role’ of citizenship education in shaping
expectatmns is especially well demonstrated in the
People's Repub}4t of China. Here the concept of par-
ticipation is zlmest entirely devoted to supportive
activity whereby the people actively implement the
policies of the regime. The notion of active citizen
imvolvement is cruc¢ial but it carries no cormotations
of instrumental participation.l5/

" Citizenship as Camplimge

An additional dimension camr be introduced as be-.
longing to the discussion of participation. This is
the idea of compliance. A person who obeys the law,
reports his prOperty value, pays his taxes, and gen-
erally complies with the law's dictates rnay be
thought of as a participant citizen. After all, he
or she has done all that political society has re-
quired, both positively and negatively. Who could
ask for anything more? Indeed, it is important to-
carefully consider the extent to which citizen educa-
tion attempts to convey a sort of Little Lord Faunt-
leroy,,eoncepuon of citizenship wherein the individ-
ual behaves in an un¢ritical, supportive, obey~the-
law fashion guaranteed never to upset the status quo,
always respgcting official edicts of the state, and

—




gratefully recéi whatever. benefits the powerss
that-be bestow:* ving
.

I do not suggest that this is the true state of
citizen education, but I wish to .emMasize’ that
there may bé tension, even.qutright conflict; be-
tween the instrumental actfVist citizen and fhe obe-
dient, compliant citizen. It is probably desirable .
to have suitable portions of both elements in‘citi-
zenship training and behavior. That is, qitizens
should ively pursue their own ‘valufs while at the |

respectmg established pohcy and accept-

. J.ng soc:.ety s gtanding decisions, at least to the ex-
tent of adhering to "leg:.tituate" processes rather
than extra-l ‘means. ' But a,cocuphshmg an appro-
"priate balance is _surely not an easy task, either for.
the more narrowly tefined educational prgtesses or in
the operation o societal noruls - )

\

‘ It may be that the course of msda:’r‘h mainly .
in acknowledging that there is a temsion. Different
groups with opposing interests will geek different
equilibrium points. Those who are comfortable with
the status quo may urge a heavier emphasis on com-
pliant citizenship; those who are disadvantaged may
wish to stress the importance of purposive activism.
Thér fully compftent citizen will understand this di
mensicn, and off&Ffnd it ironic as parsicular so-

" “cial groups shift posifdon. Blacks, for examplé,

*  emphasize direct action Such as sit-ins to change an -
unfavorable law, but whé® the law is on their side,
urge ' compliance upon recalcitfant whites. But the
competent citizen will also understand how effective-
ly to pursue or defend his own interests.

L % %\3’ . ‘{"‘sﬁ

tief, in questioking the difference between com-
tant and supportive participation, comments: "It
,would have been much more helpful if he discussed
campliance in.texrms' of the deep hunan need for law
. and the existential fear of chaos

]_7.,
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) Self-Interest. and Consensus ° .
: A return to the concept of self-interest raibes
an additional and quite fimdamentally different mean-
ing that adheres to the terms citi hip and ‘p

. cipation. -How do we know what our intexests. ?

The entire process of political education in its
broadest terms issinvolved in the inculcation and

‘ articulation of values and needs, and L camnot begin
to cover it all. I\qopomt%c:mbemde however, -

Ofie point j.s that, although there’are diverse :
theesies regarding how values are formegl and what .
factors are most significant in shaping them,16/. .
congeptiond of self-interest are not always nec-
essarily selfish in the narrow sense of the term.

Some citizens might be persuaded that their true,
long-ruri self-inte¥¥st requires them to pay consid- .
erable amounts of money to glean up the enviroment .
or to, fight a war, even though they personally might
not Teceive mich discernible benefit. The active
+ citizen may thus sametimes he pursuing values that
* benefit the whole c:c:m::un:i.l , not just one class or

gooup. . .

- On the other hand, both a Marxist and in old-
fashioned, curmudgeonly capitalist might deny the

g .

" .reality, or at least the likely pervasiveness, of

. squarely.

altruism as the basisjef partic:.pat:.m Which is the,
valid picture? In about what citiZenship
education should be, the question of what values are
being sought through participation and how those
values themselves are shaped oughr. to Wmd »

The second point is that in some classic formu-
lations of citizen action, participation itself is .
held to bk a solvent of social conflicts. . As people  «
become active, their conception of self-interest '
changes and a ocunnlf purpose emerges. Both Jean-
Jacquesiﬂssem and Jolm Stuart Mill argue that the*

copcept of self-interest’ that people have will be
: ‘18 . -
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* altered py théir taking an active part in public
affaire. Rousseau talks of the "seneral will,"
shared- conception about what is £o be doge that
emerges after pecple have been sufficiently involved
to appreciate what is required. Similarly, MiIl

} stresses the edutative effects of participation
whereby the ¢itizenry woulcl come to understand the
camon good,

. If dctive participation generates public policy
consensus ‘(6r would do so under certain conditions,
such as Rousseau's small city-state inhabited by
people of substantial social 'equality), it gives a
very different flavor to arguments about citizen edu-

- cation. For one thing, it could mean that in a soci -
ety where some are active and others M not, it.is’
the active strata that ‘truly understand society's
needs arrd those who aré inactive and of a contrary
opinion are simply wrorg. To urge increased parti- -
cipation may be a way of seeking to minimize social
conflict to the benefit of the active elite. As the
uwashed became active -- 50 the argument goes -+

. they will appreciate the wisdom of their betters and “
accept as their owa the values of the partitipant
class, : ,

Hlstorically, this meant, that the middle class ]
co-opted the lower class, achieving a cdnsensus on
public policy that was defined by middle class val-
ues. This is’ very often what happened in-the Pro-
gressive-Era, when the structures of local goverrment
were altered to minimize Partlsm conflict .and in-
troduce "good government, '17/ The creatiom of non-
partisan, at-large election gystems for chogsing
local officials was offen designed to encoirage work-
ing class voters to accept "pon-political®™ candldates
and "citywide' conceptions of the public interest,

7 ggneeptions which generally coincided with those of
dowmtown business and middle class values.18/ More
fecently, ‘school’ principals have used PTA'S to mobil-
+ ize parents in behalf of the school program.l19/ .
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Again, this discussion raises the question of

. what citizen participation should accomplish. More

active gltl.zemshlp may ameliorate hostility; mrkmg
together may overcome differences of values and
mote. common mderstmdmg Note that I say "may"
because very little is known about whether and to
what extent ghared participatjon ‘Jeads to shared |
values. But evén if it does, which values yill prel
vail? Who wins fromsconsensus? Which of t'ﬁje; pre-
viously contending parties, now emerged and no longer
distinguishable, derives the larger share of the
benefits contained in the newly articulated general
will? Citizenship educatidn should prepare citizens
to ask these questions of social cyiticism about the
political meaning of their participation and that of
their neighbors. .
Clearly, tkere are circumstances when greater
activgtion increases the intensity?of social con-
flict. In scme instances this may involve a process

of escalation, not wnlike the arms race among nations.

where the activity of one group stimilates an oppos-
ing group until ramcorous conflict has spread through
the system,20/ One thinks of the American South two
decades ago where black activism begat white citi-

<.zens' councils and viée versa In other cases, con-

/

+

- ¥Edward S. Greenberg comments on current antipathy
“toward citizen participation: 'L believe it is worth

nothing that there is a deeply hostile climate toward

_ efforts to encourage citizen participation in various

areas of democratic life. Many politicians and
scholars are warning of the dangers of participation,
proclaiming the need to decrease the demands and low-
er the expectations of citizens. The idea seems to

© be emerging among mportant sectors of the opinion-

making ic 'that a serious erosion in the legiti-

macy of the political and economic system has taken
place in recent years, contributing to heightened
soc1a1 instabihty, economic meffic1mcy, and gov-

emnmtal malaise.’

+




flict results more from the means of participation
employed, as when street action or riots are used.
Here again, however, it must be recogniized that
"'legitimate means'' carry thedr own biases. It is
the comfortable classes in society who can best
afford to limit the means of partmlpatlm 21/

' PATTERNS OF CITIZEN ACTIVITY =
Some Modes of Pangclpatlm '
4\ L}

I have been talking about dlfferent ways of
thinking about citizenship and participation. ' Now
it is time to consider some of.the differept wayg of
act;_r_lg what Verba and lie refer to as the different
modes of participation.22y For many years, often
withoit quite realizing it, scholars and: ph:n.loso-
phers tended to equate partlcipatlon with, voting.
For them, apart from obeying the law (compliant
¢itizenship), the principal obligation of citizen-
ship was voting. Likewise, voting was the central
process of démocracy, and elections were the central
mechanismg by which leaders were kept responsible
and responsive to the wishes of the po{bulace. 23/

‘At the societal.or macro level the.h th of
a pO].ltha]. system was often thougbt Lo T .
around, or at least be rewealed in, a singte lndl-
cator -- voter turmout. Too small'a turnout indi-’
cated disaffection, even alienation; tos large a .
vote might reflect high’intensity of demands and
presage revolt by the electdral losers. In the
United States the problem of 'excessive’,voter tum-
out has seldom presented itself. .Rather, the gen~ »
erally expressed view, has been one of ‘alam over. low
voter partic¢ipation. Germany in the®1920'§ seemed
to provide an example of "democratic overload.'
Participation and political mobilization were so in-
tense that the fragile Weimar Republic Finally gave
way to Hitler. So the argument was plausible.. Many
democratic gmrmentﬂ other systems that use g
voting for plebiscite oses adopted ccmpulsory

2k \'..




-3

r

b
™~

voting or other davices that reduced the vo(]e.ytary
ecamponent.  This made voting a less reliable~guide ¢
to how. much citizen participation there might be and
to what its effects were. '

Western conceptions of citizenship participa-
tion emphasize voluntary actiop as the only valid
indicator. Accordingly, participdation in all forms’
of voluntary association have sometimes beem used in
.assessing the rate of citizen activism among various

. groups and in fhe Nation as a whole.24/ The United

States compares more favorably to other natidhs by
this criterion than by the-voting standard.25/ ‘But
it appears less distinctiively the "nation of join-
ers,’ solving its problems through voluntary action,
than Alexis de Tocqueville seemed to suggest in the
1830's.26/ > L

Voluntary associaticiis present a nm?Ber of com-’
plex issues that citizenship education needs to take
more fully into accoumt. One fimction of such asso-
ciations is to provide a medium through which to
bring more effective pressure on goverrment than
would be possible by indiwvidual action alone. This
is a classic pressure group conception of voluntary
actionZ//As such it falls cahfortably into the set
of mechanisms Yor active citizenship that includes

.elections, demondbtrations, and other forms of direct
action. ‘ '

Another use of associations-is to provide bene-
fits, goods,’ and services to its members, either in
" competition with, or in addition to, the state.
This, the classic English pluralist cohceptien, is a
cetitral activity of such diverse groups as church
auxiliaries, bridge clubs, grocery co-ops, and'pro-
fessional societies.28/ That many such bénefit
groups may become inVolved in pressure activities is
true enough, and, as Olson has shown,29/ this may be
the principal route by which they become active in
the political arepa. But particdipation in organizai-
tions of this second type need not, and often- does

T
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not, have much to«o with political utumsmp .
Thus it-is important to consider whether voluntary

sociation activity should be viewed as citizenship
%tlcxpatmn or as som¢thing else, less ity-
spirited and often irre van., to the central oses
of part1c1pa&1cm )

¥

... -There is another apﬁroach to voluntary action,
.however, Voluntary group participationwmay be part
of § learning process, whereby the skills necessary ..

“r to effective citizenship. acquired and perfected.

The fratetral lodge may‘b a proving ground for the’
comumnity, the union hall for the alderman's race.

Joln Stuart Mill was perhaps the most articulate ex-
ponent of the view that citiizenship was learned and
that, especizlly for the lefs well-situated who

lacked formal education, taking part in smaller group .
settings was nece55ary prepd;atmn for the 1arger 30/

What 1s, in fact;. the cLse" Does participation
pirvolve a set of skills? s one leamm them best
by doing? Can doing be simulpted effectively in a
classroom so that the learned|skills ¢an be carried
over to real life tings? .is the cognitive com-
. .ponent -- o where, "fith,: and to whom, td do
things -- most of the answer"’ Clearly, our educa-
tional strategies will depend an our answers to thes
questions, and at this stage we need much §dd1ticm;j
redearch before we can be canf dﬁnt aboufmg
ANSWETLS. : 0

1
-tr
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. The Dinens:.ms of Pa.rtl‘clpatiqﬁ

With the rise of survey esearch dataswere”

.. gathered about other facets of citizen activity be-
" sidés voting and volmtary agsociation membership. |
Such items as membership in political orgamzatloné
giving money, attendance at electoral meetmgs md
¥allies, 'witking for candidatés, and, of cfjm
candldacy itsel§ were, mventorled. and dlsﬁhbut‘i.cns
noted, 31/ In gemeral, it appeared that these several

acts, all revolvi arqund, pangisan elections, in-
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volved a single dimension, They could be arrayed on
a contimnm ranging from easy to difficult according
to how costly or troublesome they were to the citi-
zen. Thus, voting was easy, candidicy was difficulr,
going to rallies was in betwéen.

As a result ofr this work, participation for both
individuals and societies was thought of in terms of -
more or less and assessed accordjngly. Differences
could be mappdd between highly l%ar“i.cipant nations or
groups and legs active ores, and these differences
- could be re d to other factors in order to deter-

mine what caused the differénces and what effects
followed from them. .

More recent research has revealed that this is
much, too simple a view. In their major survey o
Amermaﬁ political participation, Verba, Nie, arid
- Kim. asked people about 12 different kinds of activ-

-1ty 32/ They found that these involved four basid
' nsions: voting, more extensive electoral activ-
ism; commmal activity, and personal contacting..
Each of these modes bore only a modest relat:.mshlp
' to the otHers. There were same people who did all
of ‘them (the complete activists, 11 percent of the
total), and others who were e.nt].rely inactive, (22
percent) Electoral activists were diffevent from ~
comumalists, and essentially this kind of differ-

entiation was found to be true also in several other

‘comtnea ‘Verba, Nie, and K:.m have mvest:.gated 33/ .

What these researchers really denmstrated wWas
that participation was a much more complicated and
variegated phénomenon than most previous discussion
had generally recognized. They did not, however,
provide a definitive list of the modes of participa-
tion. For ex#ple, they did not ask about media
participants -- those people who write to newspaper
editors or call’ open-line radio programs. They also

» " did litele with such politically meaningful talk as

. back-fence gossip, saloon arguments, arrd other types
of discussion that may sometimes constitute influen-
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tial participation and not‘just a kind of poiit:ical
spectatorism, )

A firm empirical assessment of the ty'pes and
amounts of citizen participation may .be quité diffi-
cult to do with the usual methods of survey research!
The fraction of people engaging in some‘kinds of ac- .
tivity may be too small to show up clearly in a sam-
ple, yet less than 1 percent will still involwve some
two million people in the Mnited States. In addi-
tion, some kinds of' participation, such as back-fence
polltlcal talk, may be/difficult to recall with any
,accuracy when a pollster comes around. But a richer
" and more aceewate sense of what is involved in citi-
zen participation requires increasingly subtle and
delicate probing of participatory experience, better
questions, and more refined obgervational techniques.
Here, ar least, the begzirming steps have been taken

There is yet another kind of cchpllcatim be-
settihg research o political participation. Not .
only are there different kinds of activities, there
«& also are’ different institutional settipgs in "which
) participation occurs. Verba, Nie, and Kim uncovered
this™ fact without realizing it. Two of théir modes,
eledtoral and commmal, were really different insti-
tunonally But theré are other instituti set-
tings which they did not investigate: 1s,
courts, administrative agenciés, and the stredts.
+ €~ yith a broader definition of participation, umions,
- churches, and voluntary associations as well as the

more private viorld of primary groups might be in- °
cluded

Although the kinds of politically relevant par
ticipatory behavior inside a friendship group ate not
the same as that of a court (the latter is highly
fomalized and rigidly controlled, whide the former
is ipformal and consists mainly of talk and perhaps
some role modeling) , both are important to those in-
volved and have effects on political outcomes. The
point is that participation hever ocours in general.
It is always specific to a particular mstltutticn
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Unanticipated resulgs may follow from the
realization that paglupat].m is institution~
specific. Conce out the décline in voting turn®
cut should be we:.ghed with evidence of irvolvement
in voluntary assdcistions.Yeigliborhood grouwps may
flourish, 'evenr as political ¥ organizations in
the same neighborhoods. a¥e’moribund. The assessment
of democracy must rest. on the whole array of'parti-
cipation and all of its mechanisms in the soc:.ety

. In short, there are many mstltutfldnai arenas

" where participation may be fruitful. In. some cases,
people excited about a particular issue may move
from one arena to another in their efforts to influ-
ence the outcome. Blacks, for example, have foun
the most effective place for political activity to
be sometimes the courts, stmetimes the electoral pro-
cess, sometimes pressure group lobbying, sometimes
nelghborhood groups, and scmetimes direct act;;.ei) in

- the streets. Citizenship education, if it is'tobe
meaningful, must récognize and deal with the complex-
ity and variety of activities that make up participa-
tion an*d the institutiohal arenas in which they
occur .

-~

Va

*Gibson suggests that societal pressures may also be
ﬁspcnsﬂ)le for the patticular kind of participation
which blacks engage: ''...soslety usually responds
to the black citizen's individual participation
through group remedies. This has led to black citi-
zén participation.often being expressed by groups
rather than the more traditional individual partici-
pation. . While most organized group activity dével-
oped in this country as a supplemental technique to
increase the influence of d:,stmct segnants in the
society, it was for‘blacks the ipal averue by
wiich the p011cy interests of t e g;roup could be
effealvely artlculated " .
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The agerfda of citizenship participation is now ‘.
apparent: a rich array of participatory acts, pur-
sued in a complex of institutional settings, by  °
people with diverse and dynamic conceptions of self-
interest. Indeed, all of the compcnents are dynam-*
ic. For instance, one's stake in the public schools
is maximized by having children enrolled and this
variable greatly increases the ¥ikelihood of school-
_centered partitipation. But it is a variabley which-
is to say that scame parents (well-educated?) may be

~mare likely than others to perceive and pursue their - ‘
stake. Children grow up so that parents usually do

not remain active in’school-related affairs inde-

finitely. As they get older they may shift fram

PTA ‘meetings to civic organizations and eventually

perhaps beeame active members of the Grey Lobby.

A great many combinations of activities are
péssible and concepts of citizen participation must
take thaty variety. into account. Otherwise, the
danger will be a misreading of the signs of demo-
cratic health and a misunderstanding of the tasks of ~ -
citiZenship education. It is one thing to urge
children to become active citizens by voting; it is
quite another to encourage expression of the citizen-
ship obligation through organizational work.

a
.

Self-interest can readily be discerned as the
motivational basis for orgaiizational irmvolvement,
but many of those who vote in national elections may b
be quite unsure of their pers stake. Self- )
interest should not be attributeq too readily, how-
ever. A skeptical indifference toward the self-

' interest relevance of many kinds of participapion
obviously pervades much of the society, and, in far

more cases than cheerleading civic texts acknowledge,
it is thoroughly justified. By disaggregating the

~ settings and modes of citizenship, perhaps the case

-
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can be made more persuasive that at certain tlmes

‘and in certaJ.n settings people ought to participate °
actively ) i

Par;j;:.plpatlon and Ccmnmity Poli cymaking

- Anothér dimerision of c1tizen education is the
. macro effect of participation. This dimension can be
wnderstood most easily by considering the effects of

" increased neighborhood group participation in commm-

ity development prograns. The neighborhood is not,

* of course, the whole of society, but it is a ocmplex

social structure.’ Federally mandated participation

has existed since the Economic Opportunity Act of

1964, which required 'maximm feasible participation'

of the areas and affected by the program.

Many Federal progx. ecting cities have txied to

build in some form of citizen partitipation caiponent,

_partly in order to gain commmity level support for.

tgﬁ prog'ems and partly to enable policy administra-
s to discover what, at the grass rdots level,

- would really work.34/ ¥

. The 1974 Comﬁ-nity Developner;t Act further en-

couraged the formation and expansion of neighborhood

associations by requiring their active contributiens
o éach compmity's plans for alIocating the large

* %An additional perspective is’ suggesl:ed by Clasby:

"A reliance on a utilitarian tradition of individual-~
ism and self-interest precludes altemate analyses of
instrumental citiZenship rooted in value commitments,
it restricts the benefits of participation to self -
and/or growp rather than to the polity. Finally, it
transforms citizenship-as a public function to citi-
zenship as a private good. There are 'miltiple ways
in which a case can be made for citizenship based on
value commitments; the pursuit of justice for others
may be as pwerful a motivating force as drive for

~-wier pexsonal benefits; tanglble dence of insti-
. tutional inequities may trigger participation direct-

edatsecurmgforothersasmllastheself"
28 ot
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guns of woney involved in the proiram. What have
been the consequences of the act?33/ First, citizen
participation has undoubtedly increased, fueled by
the mmey involved and by the competition for finds
among neighborhoods. There is an instructive con-
trast between the vigor of such neighborhood in-
wolvement and the comparatively indifferent response
in the 1960's to the efforts tp elect representa-
tives to comumity action program advigory

boards, 36/ The atter appeared to involve few tan-
gible interests, and most people did not care much
~abdut merely giving advice thr participation un-
less it would truly a.ffect them di ectly

A second result mvolves the way money is allo-
cated as a consequence of extensive citizenship
part1c1pat1m It appears that either of ‘two main
patterns can emerge. One is that neighborhood self-
.interest predominates and through a logrolling pro-
cess each nelghborhood géts its share, more or less,
of the pie: Thus, each area may secure a health
clinic, a park, street lighting, or housing asggst-
ance accpfding to whatever pric&ities the area es-
tablishes and within the overall limits imposed on
this barrel of pork. Moreover, under this pattern,
the allocations take :'.tm‘ediately tangible and
pleasant forms. ‘Nice” items Such as housing pre-
vail over distasteful items suchr as prisons or in-
cinerators. Industrial parks ave difficult to de-
velop through this process because while everyone
might want more jobs available they would prefer to
locate~them and their potentially blighting effects
in another part of town.

The restlts of this pattern of resource alleca-
tion growing out of active citizen participation are
certainly not all undesirable. Often the ‘neighbor-
vhood4does knew than the plamer what 4s good
for it, and more ing may be.betigf . more jobs
Or more expressways. 3But économit: élopment strat-

egy for cities may sofetimes requli’ esgrent in -
the central business district, too, or the hard

29

o 3;




choice of making a massive financial comnitment to
one area of the city which will have beneficial

: spillover effects elsewhere. An equal sharé for

«  every area may produce less net well-being than a.

s larger, more focused, effor't. Essentially, this is -
the kind of conflict that not infrequenitly arises in
public policy between equity and efficiency.’ Eifi-
ciency in generating long-run benefits.may be in-
campatible with equity in short- allocations.
Maximm participation is likely increase the po-
litical strength of the equity criterion and weaken
the claims of efficiency of irwestment.

The other main pattern of citizen participation
occurs when there is ¥igorous neighborbpod partici-
pation but no.mutual back-scratching. In short,
stalemate. Soametimes the problem is a zero-sum con-
flict ‘in which the sides are ixreconcilable, and
each is opposed to the other's policy, inte:;est.
School busing comes to mind, Increased citizen ac-
tivism does not make it easier to resolve that kind
of igsue. In some cases the problem results because
résources are scarce rather than abundant. Logroll-
ing is a feasible process for allocating benefits,

«but it works less smoothly for apportioning costs.

" If a cimy has two public hospitals, one o each,
‘side of town, and must close one for financial rea-
sons, actlvated citizens are likely to make any de-
cision painful and perhaps politically mpOSSible

Tomobilism may result from high intensity par-
. ticipation because the principles or reasoring that .

' dominate the terms of discussion do not permit bar-
gaining or compromise. How difficult it is for peo- °
Ple to agree about how to divide the money, for ex-
ample, if it can be allocated only accerding to the
public interest. For Rousseau this problem was’ re-
solved by his confidence that with sufficient parti-
cipatory experience each member of the commmity

"would come to share the same values so that the pub-
lic interest would, in fact, coincide with the "ma-
ture'’ views of each part:.crpant Rousseau s optim- .
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ism might run into a powerful counterargument in the
realities of neighborhood group participation in '
contemporary American cities.

* The purpose of this excursion into current ur-~
ben politics is to 1llustrate a mach broader theme:
That there are fundamerital conflicts of value very
"often involved in citiZen participation and that, .
for society, it is not an easy task tO\decide whether
to opt for equity or efficiency. It is“an old, old
.argurent between the appeals of the dictator, how-
ever wise, and the appeals of democracy. Extxa par-
ticipation may sometimes get in the way of doing
what wworks most effectively, but without participant
irmvolvement policymakers may not really know what
will work. The dilema that society faces does not
necessarily carry over to the individual citizen,
however. It is at that level that one final, and -
perhaps least controversial, justification of in-
creased participation rests. . :

THE ULTIMATE JUSTIFICATION
Participation, and Individual Fulfillment

_ During the 1960's the debates over participatory.
democracy brought to the foregriund a number of ideas
and arguments that for a long time had been db-
scured.37/ Participation had overwhelmingly been

idered in term$, first, of its.instrumental use
as a route to power and power's rewards, and second,
of its significance and possible danger to a stable
and effective democratic policy. These emphases
overlocked another very different value of paxticipa:

\ion’, its value to individual growth and self- |
realization. .ot

- Self-realization through active citizenship was,
of course, what Aristotle had been talking about all
+along. Radicals of the 1960's distovered the so-
called 'young Marx'' with his ‘emphasis on alieration
o and the importance of active commitment in overcoming
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& it. And from such diverse tradiffions as'Christian--
ity and John Dewey one could Mgb derive.the notion
that whatever else participatiOn might mean, it was
intrinsically benefici the participan{. It
expande’d cognitive horizons, it imparte# skills gnd
he confidence to use them, it widemed social inter- °
ctions, it made a more ecmplete a more fully hu-
man, person. And, from the. point of view of parti-
cipatory demou'ats this resylt L-yas worth almost any
cost in mstab:.hty, disorder, "or inefficiency. 4
é . . ) > -
. There is a maJor empirical uncertainty surround- -
ing this perspective, however, and citizenship edu-
. eation take account'of it. The problem is this:
To what T ent is. it really true that participation .
is ah effective way to enhance our personal capabil-
ities? Does anyoné really believe that, for‘exam-
ple, simply voting '~- the classic criterion of par-
- ticipation -- makes people more fully.hyman? Are
ward-level political activists better, more knowledg-
"able people than carpenters or preachefr:s whose polit-
ical irwolvement is minimal? -
* ¥ For sape participatory democrats the question
is essentially one of definition. Those who partici-
pate are 'virtuaus since that is how virtue is de-. °
fined. But for the rest it must be regarded as an
: open and serious question. Of course most would
agree that ?H-reahzation -is desirable. _Amd\there
may be Titt{e dispute over the proposition that -
apathy will not +1qad to individual growth. But .hOW
K much partmlpata.on, in what forme and ih what argna
is required to bring.about the desired.result? -
'I'here is no complete answer vet. What research has
L~  been'done indicates that growth in individuak’self-
confidence and understanding does result from parti-
cipation.38/ It is seldom dramatic in its macro- ».
social impact, but for the_individual citizen it may”;
make a world of dlfference‘?f R

*As Clasby pO]}'Its ouc: * s the prize of citizenship
in & society is selferealizatiom,'it must be avail-

able td all citizens;_ all £ h
right toaéxpgtl:'t s.t:ac:Jsh.a.lan:rm't Shes” Epgtewgﬁ"Sag‘{gfa

basic_ needs so they cagaﬁga.re to self-real:.zatz.on N




Citizenship has many facets and dilemmas. Dif-
ficulties attend them all. The mature citizen will
recognize and, withOut being paralyzed, seek to bal-
ance the competing values and interests at stake.

In a viable democracy tion must seek to foster
mature citizenship. ‘What this really means is that
education, which encampasses not only the schools
themselves but also the family, the media, and all
the other social mechanisms through which we learn,
must recognize apd.deal with<these difficult issues
and at the same time keep the democratic faith clear-
ly in view. And that faith rests squarely on a com-
¢« mitment to the J.mportance of active individual par-
ticipation.
2 . *
3 However citizenship may be conceptualized --
" ag instrumental, supportive, or compliant -- it en-
" tails the obligation o be active and not simply
_ passive or accepting. fiven though there may be some
costs entailed, some things that do not work out so
well, the democratic faith urges that decisions be
made by, ‘or according to the articulated preferences
of, ma;or:.t:.gi of -citizens, not experts seeking effi-
cient social results, but’cxtmens expressing their
own desires and interests.*

™ The democratic fai $ not guarantee success.
n ¥ participatory socjety pecple may, as Rousseau
thought, come to a ¢ understandlng of what needs

to be done. But they may not, in which cade there
zall be wirners and there w:.ll be losers, all of

*Another point of view'iS.raised by Greenberg in S{
lookn_ng at the mature citizen: ''If one conceive

&cmty as a deeply divided class structure-in

the interests of opposed classes are incompat-

ible or irreconcilable, then a citizen who recognizes
value conflict yet accepts perpetual lgss is not
'maturd.’ One might say that 2 maturé citizen is cne
» Who does not -accept the status quo but seeks to

¥ change the regmze itserf." ° Q

i - 33

»




-~

whom were active. Perhaps the most difficult task ~
of chtizenship education is to persuade people that ,
they should continue to be active in behalf of their
values even though they seem never to be on the

wirning side.

Democracy cannot assure instant gratification.‘*
But a matuwe citizen will recognize that in a com-

' plex polirical world it is often unclear who has

won. The political process continues: alignments,
coalitions, and changing tides of fortume. So, :l:?/
do our notions of what it is that we want and se
through citizen participation. Remaining active
‘permits citizens to ‘experience and perhaps to take
advantage of what tomorvow's political circumstances
may bring. If, however, citizens withdraw they will

~ deny themselves ®at chance.*

Finally, the mature citizeh recognizes ‘that the
teasure of democratic.-achievement is not ultimately
to be found in the material well-being of society,
the efficiency with which social problems are re-
solved, or ever the extent to which partlcular SO~
c1al rnaJorJ.tJ.es are able to secure their interests.*

| ¥As Rotler argues: . ”fears that the machine of parti-

cipation may stop are unwarranted. Democracy, with
its rapid shifts of opinioritand its sudden reversals
of fortune,”teaches people very quickly alput fail-
ure. Where people fail at this or that moment, they
‘continue to participate and redouble their. efforts
begause of a hope that they will succeed in the fu-
ture. Faith in the Tuture keeps. partiupatl.on go-
n]g )

#otler observes that "Citizenship, as an ideal his
always been, concerned/with men women’ s respons1-

. bility to their country and to other people. . .mature

citizenship...is not going to depend on abstract be-
havioral process...but on the moral.choices t N
children are taught, and on their courage of acfion
in being responsible to their fellow citizens and
the strangers among them.''




In the last analysts it is the fulfillment Of their  °
potential by individual hnman. beings*that coaunts

the most, and no one has ever perkuasively refuted

the ancient argupent that the uman potential can

only be fully realized through aCtIVE pa.rt1c1patmn .
in the poli cal .commmity:: ) .

)
1
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. APPENDIX

Miriam Clasby

Any response to Professor Salisbury's essay
mist at same point wrestle with the paradoxes em-
bedded in the presentation. How did we begin with a
masterful reminder of a Grasco-Roman citizenship
which was co-extensive with all aspects of public
life, and yet find curselves, in the end, locked in
a private cell of self-realization? How did the rich
sumary of competing Whig, Marxist, and liberal in-
texpretations of the purpeses of polz.t:.cal action
bring us fihally to a simple faith in democracy
fined as "'self-expressioh’? How did we es
the troublesome recognition of class bias in majority
rule to a comfortable affirmation of the value of -
participation in the political cofmumity?

Limltmg the Damains of Cltlzensh:.p

The essdy opé'ns with a crucial observat:.on on-
the narxowness of temporary concepts of citizen-
ship which focus pr ily on the political-realm.
But the subsequent defmitmn of the domains of cit-
izenship deals exclusively with sub-societal associ~
2tions -- the” family, the school, the worlcplace the
socml club:

L4
»

If we a.ccept theegenerallzatlm that citlzenship
exist:s, not in general, but in particular damains of
one's life, then the specification of those damains,
asstes critical importance. To limit -EeE~domains
is to limit our understanding of citizenship and re-~
lated skills and competencies. For example, we live
within local, State, and Federal structures; we ex-
ercise our, CJ.tlZ.erlShip in one or more of these do-
maing, either recognizing or ignoring their interre-
latedness 1/ Tuwrthermore, we live 1n a large-scale,.
technological society with complex institutional
structures that function, -at Jeast theoretically, to
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set public policies (political arena); to produce

necessary goods and‘seryices (eoonamc arena), and
to serve human needs ocial service arena) ., Exclu-
sive focus on citizenship in sub-societal associa-

tions inevitably diverts attention from the role of
citizens in formulating and evaluating public poli-
cies which expand or constrain personal and commn-
ity choices.” A young couple fmay adopt democratic
procedures in arriving at a decision about placing
their 4-year-old in a day care center so the

mother {(or father) can return to work. This is, *
however, a decisjormaking process of a totally dif- -
ferent order of significance from the exercise of

" eitizenship in supporting or opposing a public policy

to establish a national day care program.

To ignore structures and policies is to run the
risk of reducing citizenship to interpersonal rela-
tionships. To attend to policy formulation and im-
plementation processes exposes multiple roles and re-
sponsibilitie$ of citizens at various levels of ‘gov-
erreental operations and in a range of institutional
structures. Individuals and groups initiate, veto,
implement, utilize, monitor, facilitate, obstruct,
circumvent, or revise public policies. There is
little empirical research to throw light on these
formal or informal roles, or to differentiate what
kinds of activities are influential on what arenas
of public llfe 2/ . X

At # analytlc level, social commentators as

" differept as Robert Dahl and Michael Harrington pose

remarkably similar suggestions for extending citizen-
shJ.p rights. Dahl identifies f£ive historicgl com-
mitments which constitute impediments to democracy
in the United States today. 3/ One, grantiing private
property rights to corporations, developed with the
shift from an_agrarian socio-ecofiomic ordes to cor-

- porate capitalism. Dahl rejects the illogical exten-

sicn of Lockean ideas en—property to business cor-
porations. He argues tha® business corporations must

" be seen, in principle, as a form of public or‘social,
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not private, activity and urges systematic 'study of .
a range of alternative arrangeumts for control of

corporate decisiommaking.

", In a similar vein, Michael Harringtm calls for 4
complete demncratization of basic investment deci-
sions as the only long-run solution to balanced
growth.4y aws o analyses'of the London Econo-
mist and the essional Budget Office to illus-
trate the ways in which corporate decisions contribute
to unbalanced growth in the world markets, as well as - *
in urban policy. He rejects as utoplan pragmatism | 5
the view that balanced growth will be ‘achieved with a
little good will and intelligence and without the in-
convenience of change in any of ‘our economic struc-
tuwes. DBoth commentaries point to an alternative un-
derstanding of the domains of citizens. They chal-
lenge both imagination and courage to invent and as-
sess new institufional arrangements for fuller ex-,
pression of procedural democracy.

Limiting the Concepts of Participation

. The body of Salisbury's essay offers a variety .
of views: a succinct summary of political theories .
that produced a state-daminated conception of citi-
zenship; a.pointed critique of the limits of opinion
research studies which ignore behaviors, and teaging
glimpses of assumptions related to power, redistribu-
tion of scarce resources, and the equity and efficien-
cy struggle The bedroc.k position, Y, is un- .
swerving allegiance to the principles of individualism
and self-interest which finally reduces to a single,

. simple view: "The agenda of citizenship participa-
tion includes the follow:.ng a rich arrangement of
participatory acts, pursued in a complex of institu- .
tional Settings, by people w1th diverse and dynamic
conceptions of self-interest.'

... .Thig allegianca to_ J.nd:m.malism and gelf-
interest serves quite adequately to delineate three
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ts of part:.cz.patim tru:nental Or purpos-
supportive, haIES Instrumental. parti-
C1 tlon is a means of acquiring power, competing
scarce ‘resources. Supportive and compliant cit-
:LZEnShlp derives from commitment to the system and
its values and contributes to social. stability. The
. sharp dichotumy between the win/lose competition of
instrumerttal citizenship and the passivity of the
other two groups is, however, too sharply drawn; it
leaves no roam for an alternative concept of. citi-
zenship representing goal-oriented activism. A re-
liance on a utilitarian tradition of individualism
and self-interest precludes altermate analyses of
instrumental citizenship rooted in value Commitments,
it restricts the benefits of participation to imme-
diate benefits for self and/or grouwp rather than to
the polity. Finally, it transforms citizenship as
a public function to citizenship as a private good.

The ultimate justification of citizen partici-,
pation as individual fulfillment saves us from fail-
ure and frustration, from complexity and confusion.
It also kills our vision. The celebration of self-
realization, ‘of complete and full pexrsonhood has
muich: less €0 do with Dewey or Christianity than
with Maslow's hierarchy of needs and related’ pat-
tems for growth and development. But if we take
Maslow's paradigm seriously, we see that self-reali-

. zation is dependent on the satisfaction of fimda-
mental human needs of physicdl well-being and safe- .
ty. If the prize of citizenship in a democratic so-
ciety is self-realization, it must.be available to
all citizens; all c1t:J.zens therefore, have a right
to expect social arrangements that will satisfy bas-
ic needs so they can aspire to self-realization. It
is not necessary to accept this piece of sophistry
to recognize that there are multiple ways in which a
case can be made for citizenship based ont value com-,
mitments; that the pursuit of justice for others may-
be as powerful a motivating force as drive for per-
sonal benefitsj that tangible evidence of institu-
tionalized inequities may trigger participation d1-
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"rected at securing goods for others as well~as for

self. Research questions to test these hypotheses

could help us to create a concept of participaticn
dappmprlate to the global village we inhabit.5/

Playmg the dev11's advocate is espec1a11y

. hazardous within the confines of s few paragraphs.
Obvicusly these comments have had to ignore a vari-~
ety of sensitive, insightful, and provocative ob-.
servations on contemporary democracy. Obwviously,
£oo, the paradoxes have provoked a struggle to move
beyond surface agreements to more fundamental is-
sues, which, of course, is precisely what ch.scussmn
papers are intended to do.

NOTES " _ o ¢

1 The Institute for Responsive Education is cur-
rently. engaged in a 3-yémr study of citizen par-
ticipation funded by the National Institute of Edu- -
cation. Related publications include: Lois Stem-
berg, "Social Science Theory and Research on Parti- .
*  ¢ipation and Voluntary Associations”: A Bibliog:raph-
vic Essay; and Don Davies and Ross Zechykov,
"Citizen Participation in Education: Amotated Bib-
hography " Future publications will include a re-
port on 'Federal and State Impact on Citizen Parti-
cipation in Education." The role of govenmtal
agenci: generating public participation in the
area ogih‘.man services i1s also ilfustrated by Feder-
al legislation establishing a network of health
plaming councils.

2 The State of Florida initiated one of the few
efforts to trace the impact of State legislation in
a recent study of the implementation of three 1973°
education laws reported in "'Improving Eduycation in
Florida: A Reassessment.” A Summary’'of"the Con-
sultant's Report Prepared for the Select Joint Com-

- mlttee on Public Schools of the Florida Legislature,
February 1978.
S ’ b4
Q ‘ [ T . . O‘S
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* 3 Robert A. Dahl, 'On Removing Certain Impediments
- to Democracy inathe United States.' A paper deliv-
ered at the 1976 Amrmal Meeting of the American Po-
litical Science Association, The Palmer House,
Chicago, Ill., September 2-5, 1976. ’
4 Michael Harrington, "Balanced Growth,'' New York
Times (Jamueary 29, 1978). . =

5 * The Federal mode of maintaining exclusive con-
trol of economic policies stands in sharp contrast
~_to Federal incentlyes for public participatign in
["the human gerviced areas. Some stirrings of ¢itizen.
. thallepge to this stance are illustrated by Frances
Hoore Lappe ahd Joseph Collins, "Food First: Beyond
' the Myth of Scarcity," Boston: Houghton Mifflin, *#
, 1%;?;\ which presents practical proposals-to 'stabil-
ize the world econamy and to reduceé -the negative do-
mestic and: international effects of current U.S.

- trade policies. . . ’

» L}

Ecwward S. Greenberg ' P

/ There is much in Professor Salisbury's essay
"Key Concepts of Citizenship: Perspectives and Di-..
’ lentnas™ that is comnendable. It is as good a purview
of the participatién literature and its relevance to

seen; it is unusually sensitivke to nuance and to
the car qualificacions necessary#in this area of

" scholarship. Nevertheless, there is much in the es-
say that is disturbing. It compels me to respond, .
not;-because of its tome or content, bidt becatise 'of

- several assumptions and unconscious biases. it shares
with contemporary scholarship. *These assumptions and
biases strongly color thinking about citizenship ed-
ucation. .

» Before discus Salis 's essa , I believe it
“““ is worthrioting ttﬁggtﬁere'm ‘deépl‘yyhostﬂe climate’
toward efforts.to encourage .participation in various

> * arenas of democratic life. "Many politicians
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and scholars are warning.of the dangers of .partici-
pation, proclaiming the need to decrease the de-
mands and lower the expeCtations of citizems. For
instance, every major dandidate for the Presidency.

. in 1976,41'1ad as his central campaign theme the notion
of lowering popular expectations. about the ability

. # of govermment to provide a context for the good
life. Both Jimmy Carter and Jerry Brown propounded
small govermsment themes, usually the preserve of Re-
.publican politicians. This deme. trend can be seen

v in the academic world. . !

i b - - " . -

¥+ "% | Influential intellesttial pubhications such as

+  Commentary and the Public Interest and leading so-

é¢ial scientists such as Dartiel Bell and Samuél
Hrtington have become almost obsesagd with the need
to léwer, expéctations and the. part:.%patmn. closq;y .
cormn cted to it. The idea seems to bé emerging a-
mon, ortant sectors of the opinfon-making public
that a serious erosion in the legitimacy of the °
| _—w~ political and econqmic.system has taken place in .
recent years, contributing to heightened social in-
stability, econcmic inefficiency, and goverrmeptal.
malaise. They believe this state of affan:s fos .
: - béen spawned primarily by an excess of popul fr par--
ﬁ ticipation, particularly from the most disgé®
sections of the population. The, task, Qphe
diate future, from. their point of vigedirs to rein-
vest public ¥athority with the spe o ources, and-

. popular support necessary for ,__;_.):sif' Ferdance of thg,
social order. * (The most :.E"-"P and *d:.st:ufbmg ’
statethent of” these Viegaripe be seem in Michael Gro- .
zier, et al., FES1s of Democracy; Mew York: -

. = New York Univers Cy-Press, .1975) . This is possible

A - only by greatly weakmmg popular partic:r.pat:.on \

iy
%
o

. . These remarks are not meant to s e’ir;t that ch 1]
views are necessarily triumphant, but"thiﬁ,. %. '
’:rends in this direttion seem to be evidmm'n '7

'~ g importanf sectors'of political and intellectual. 11fe

. *  As such, they help to definé a particularly ;nhosp:.;
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- table céntext for programs vﬁchl seek to train peo-
ple for political participation. The appeal of par-
ticipation is not sélf-evident. Programs to encour-

. age it, in whatever form, will be faced with a hos-
+ tile response’ from extremely pawerful soctal forces. . '
4 ' .
™ As to my reactions to the content of Salishury's
paper, let me begin by askisg two fyndamental ques-
tions: First, how is it possible to justify a role -
for the schols in citizenship training? -Frankly, 1.
- have never seen it adequately done. And second, v
. elements of democratic theory justify a, role for
State (gjtber-National, State, or local) in the
‘training of its own citizens? To be sure, schoo
have at all times, and in all places played such
".role, but that émpirical_fact in ng way, serves as a
persuasive justificatiom. .

de, TO be perfectly blunt,- it strikes mé that an ef-
7% by govérmment to socialize and train it® citi-
| with respect to matters of citizenship is sure- .
" ly a curious and not altogethey comfortable reversal
qf\democratic theory. Central%o all democratic
t is the conceptidf that goverrment’ is, in some
fundamental way, a mere reflection of its citizens
and their desires and interests. The reverse propo-
sition, that citizens, or rather the particular be-
haviors of citizens, are in son® findamental-way a
reflection of the .training of their govermment, may -
‘be supportable by some arguments .but is most certain- »
ly oot a legitimgte part of thé democratic tradition. *
While much of the mood of. this complaint may seem to
arise from the gromd staked out by the political
. right, it. ‘me as valid'nonetheless and worth¥
+ of some serious-thought. Most of us simply assume
that such a rold exiSts and focus our attention on-
matters of tectmique. Surely, that is not sufficient.

Let me extend this ﬁcomplaint and suggest.what
there is to be feared in state ﬂgﬁorship of citizen-

ship training. Simply put, cit hip ‘training is
- * ] * . . '
] - . 'h-‘;. . . 47 . @ .
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never neutral. Although my observation may be ob-
vious there’is a need to be specific about this
.point. There is no phase of such training that does
not embody same set of political values and princi-
ples. Take ''participation.'’ It ngver exists ina
‘vacm. Training for participation, a point Salis-
b makes but fails to develop, never hangs in the
akr free of referents, a neutral tool useful at all
times and places, ‘a mere techhique. Training for
participation always artidulates a view about values,
about acceptable forms and arenas of participation,
and about appropriate and approved behavior. With
+ few exceptions, what 'is considered proper at any
given time is that which is cohwentional and that
which poses no threat to dominant interests. No edu-
cational institution, for instance, is about to
train people for insurrectionary, anti-rezime activi-
ties, whether v:.olent or non-vmlent .
\.—4

. Now such a conpla:.nt makes no sense if society
is conceived as a relatively homogeneous entity,
where basic matters are not at issue, and where the
regime is not only considered legitimate but provides
an arena by which minor intérest conflicts are ad--
justed. If one holds to a contrary view, then polit-
,ical reality becomes more complicated. ‘Let.me de-
velop the point. -

L]

At issue, I believe, is the idea put forward by
Salisbury that the central role of citizenship educa-
‘tmn is to help produce a mature citizen. He suggests
that "the mature citizen will fecognize and, without
being paralyzed, seek to balance“the competing values
and interests at stake. In a viable democracy, educa-
tion must seek td foster mature citizenship...to per-
suade people that they should continue to be active
in behalf of their valuas evem though they seem never
to be on the wirming side." Why? Such a view does
: not strike me either &s obvious or meutral: While
the view is yery comforting and farruh.ar, I would sub-
mit that it embodies a particular view of the nature
of the political system that may or may not be true:
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It a,ssn.mas that thexe exists, in Sahsbury 8. words,
a poht:.cal camnity.”

Fﬁn my W.ew,ithis ntion of poh.t::.cal ‘commn-
ity, he publz.c interest, or any other such con-
ceptualization is a mystlflcatlon serving’ to. be-
cloud the uneven conflict that lies at the hbart of
society. Bf one condeives of society as a-,_@f)'ly
divided c1 s structire in which the interests of
oppésed classes are incompatible or irrecomcilable,
then one surely arrives at a very different’ judgment
about a citizen who recognizes value conflict yet

accepts perpetual less, Such a citizen, while ."ma- ’

ture' fram the vantage point of a dominant c¢lass, ¢
looks less commendable or even silly.from another.

One might even make the case that mature citizen °

is one who does not. accept t;he status quo but Seeks
to change the regime. R \
L] ' : L
My ideas on this matter may strike the reader as
fairly extreme (I attempt to demonstrate their val-

idity in two books, '‘Serving the Few: Corporate

Capitalisn and che Bixs of Goverment FPolicy (1974)

and "Understanding Modern Goverrment: The Rise and
Decline of the American Political Economy'" (fofth-'

coming))-but that is not the point. It merely serves.

to demonstrate that the igsue’ of citizenship train-
ing is amenable to quite different interpretations.

Such training: is never neutral. It embodies partic-

ular political biases and should be recognized for
what' it is: political indoctrination supportive of
the regime in power. Now such a social procesg may
well be justified on a variety of grounds, and there
may be ample reason to tum more resources in its

direction. We should not, however, be deluded .about = '

the busmess we are about, - s

lative to the question of "tz:ansferab:.la.ty"bf
participatory training from one enviromment to an-
other, letrme point out that preliminary analysis of
data from my National Science Eoundation fimded re-

/
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search, project plywood cooperatives in the
Pacific-Northwest shows a very strong relationship
between active participation within enterprise poli-
tics and participation in conventional politics.
This is evident in two sets of data.

= First, in camparing plywood cooperat:.ves (enter=
_ prises in ‘which the membership is.solely responsible .

for enterprise governance through general membership
meetings, @lection of a diyectly responsible board

‘& of ditectors, and the hiring/firing of a general man-
“ager) with conventional firms, we found workers in'’
the former “industrial settings to be far more active
in ‘conventiona)- politics than their counterparts 1n
 the latfer. -

“ ' Vorkers in the self-governing cooperatives, be-
sides be&mg more likely to attend meetings and to
hold respmmblé elected positions within their own
enterprlses are alsd much more likely than workers

*  from conventiohal plants to attend city’ council meet-
ings,’ to attend hearings of various Gove
cies, to contact a public official,
others to solve some gommmty prob

Second, from among, the sample of\ cooperative wem-
bers th&mseives preliminary analysis of the data
suggésts that it is those members who are the most'

T . active within the entexprise who are also the most
active in political activity, Rather than ‘the one
detracting from the other, the experiences ‘seem to be
mutually reinforcing.

. . I mst stress that theSe conclusions. are based
upon .the most preliminary stages of my analysis, and

" that thé above relatienships may not hold oncé +he
- -analysis is carried futther. Neveftheless, and with

© o this caveat ir mind, it appears that the: “'transfer-
ability! of political traa.m.ng is real and démonstra-
ble. I will be happy to ‘supply further docunmtatmn

as my mrk ‘proceeds. .
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Ira Katznelsbr? . - ‘ .

Much of the literature on the politics of educa-
tion has been concerned with the existence gnd the
character of the exchange relations between the
schools as autonomous organizations and the larger
political and social system. Political scientists
havé emphasized the isolation of education from
politics, and the:creation of a highly autonomous,,
self-reproducing set of gchool professionais and
institutions. . a »

W].th a longer perspective on such matters his-
torians’ of education have grasped that what this
portrays is timebound, and, thetefore, have identi=
fied exchanges between school and society as a con-
timwus feature of school politics. They have -
failed, however, to agree about the character of
these exchanges. Progressive histerians have identi-
ified the schools as dempcratizing institutions --
part of the expanding realm of social citizenship --
while revisionist scholars’have seen the schoqls as
mechanisms for securing elite canfrol over a .poten-
tially unruly mass, thus negating”the promises of,
citizenship.

Discussions between these two ''camps’' have been
flawed, in my view, by inordinate attention to elite @
pronouncements and activities, and by a failure to
locate exchanges between school and society in the
context of larger batterns of citizenship. It is
important to look at the exchanges between school
systems and working class citizens as they are medi-
ated by such working ‘class institutions as political
parties, unions, c.l'uxrches and voluntary organiza-,
tions within the context of a distinctively Americdh :
culture of citizenship. %t is the latter issue th,at..-\~ .
I address. . ’

The Amerlcm and French Revolutions faghioned for
the first time & damin of gitizenship sepaxate and - -~
apart from that of "civil society." Citizeny, irve-
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respective of wealth, indome, or status were now
free and equal wnits of the poht:.cal system. This
divorce of citizenship and society opened up the two
most pressing concerns of the modern political agen-
v da: How will the tensions between an wunequal soci-
ety and an equal realm of citizenship be managed?
How can democracy and cgpitalism be made compatible?
Given'these questions, it is important to ask what .
are rhe-distinctive features of the "American solu-
. tion'' to these tasks created by the development of
damcratic'-citizmship; and what are the consequen-
ces of this solution for the commections Professor
Salisbury distusses between participation, the de-
finition of .interests, .and goverrment polities?

Juridical citizenship makes political participa-
tion possible, but it does not by itself define the
social bases and mass understandings of participa-
tion. Nor are such matters given smatcmatically by
the arrangements of the social structure. Rather,
-such definitions are at the heart‘of what I shall
*call the culture &f citizenship. This culture which
joins society and citizenship, although obviously
; conditioned by objective political and social ar-

" rangements and rules, is a highly contingent con- .
struct which varies frcm one capitalist democracy to

another.
Throughout the West in the late 18th and in the
19th centuries, as the autontxnous in of citizen-

ship was fashioned, the worlds of work and home also
underwent wrenching transformations. Under the im-
pact of industriakigacion, workplaces developed cut-
side the home and, re generally, apart from resi-
dence commumities. ha:fsehold, formerly a place .
of producticn as well as cortsumption, became in
e ic terms exclusively a unit of consumption.
More and more people came to, labor our;s:.de of their
hames .

In most western societies, thJ.s division was seen
_ as the consequence of a s:.ngle process of capitalist
'[Q * development. The social classes created by this pro-
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cess, broadly speaking, became politically relevant
in both the domain of work and the domain of com-
mmity relations. In time, workers constructed po-
litical parties with organizational roots in both y
domaing, while trade unions and constituency party
orgamzata.ms promoted political participation based
on class identities and interests. This holistic °
institutional and ideological construct reflected
and developed vwhat may be called a global class cul-
ture of citizenship.
The Americanfattern was different. Moxe than
in any other westzr'n society~sthe eontent of citi-
zenship in the United States has been defined in
separate ways in the domaims of work and commmity.
The links between work and norwork widerstandings,
conflicts, demands, articulations of .interest, and
orgm:.zatwnal forms have been very temious. Trade
. unions have organized workers as ''labor’' at’ the .
workplace. Political parties and voluntary organi-
rzations have organized the same people outside of
wbrk on the basis of commmal and territorial affil-
iations. Each set of organizatjpns has encouritered
goverrment and public policies with its own vocabu-
‘lary and priorities. Our culture of citizenship is
one concexned with class, but only as class pertains
to labor relations at work, and to the inmediate.
economic concerns of wnionized workers; and it is
concerned separately and distinctively with the ties
between govermment and citizens in their residince
places, including such matters as the delivery of
public services of policing, welfare, and schooling.

The sources of this segmented, American culture
. of citizenship may be located in the intersection of
the of capitalist development and the democ-
ratization of the state in the three decades before
the Cw:.l War. In this period, the creation of a
" modern working class prj.m::.pally in the older, pre-
dominantly wercantile cities of the East entailed the
physical and social separation of work and commmity,
and was accompanied by a muber of reinforcing polit-
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ical trends which defined the terms by which ers
would be linked to the polity: Federalism, chise
extension, a modemn national 'party system and
neighborhood machine affiliates. Citizenship, in
this crucial formative“era, principally inte.rsected)/
commnity, not work. In this way, citizenship and
its bases were given commmal meanipgs, separate fram
work relations. At least for white males, access to
the regime by the 1830's was established on comnmal,
institutional, gand ideological bases at the very mo-
Tent, para 1ly, when class schisms were begin-
m.ng to sunder notions of '‘one people" at the point
of production.

This special culture of c1t1.zensh:|.p has had an
ENOYmOUS impact the condutt .of American politics
and the making ofspublic policy. It is a commomplace
to observe that the size of Goverrment has growmn™ - °
spectacularly in this century. Total Goverrment ex-~
penditures, which aceounted for 12 percent of nation-
al income in 1929, and 32 percent in 1954, took 42
percent in 1976. 1/ One of the~most comron explana-
tions for this growth has been td emphdsize the im-
portance of modemcitizenship.’ The classic statement
of this position, of course, is by T. H. Marshall.

He argues that the granting of civil® citizenship, the
provision of rights necessary for individual freedom
associated with the Frefich and American Revolutions,
produced successful demmnds for political citizenship
in the 19th century. In tum, the right to partici-
pate in political power the franchise pro-
duced a politics of social ditizenship, covering 'the
.whole range from the right to a modicum of econcmic
welfare and security to the right to share to the
full in the Bocial heritage.''2/ Democracy,  capital-
ism, and the welfare state have thus marched d in
hand, as citizenship has been given the content of a
social minimm. The principal causes of state expan-~
sion are political. The motor of the process is
party campetition, since it compels bids for mass

support.

.
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As an explanation of growth of goverrment activ-
ity in a single society, or in all the western so-
cieties, this explanation is entirely plausible.

But what it does not permit is an wunderstanding of
the variations between the capitalist democracies

in the character of their public policies, even as
they all share in the dramatic growth of the state.
Such varidcions, I argue, are less the prodict of
citizenship than of distinctive national cultures of
citiz ip.

Consider the qualitative differencesYbetween the
Ubited States and European welfare expenditures. -
In 1949, the United States ranked last among indus-
trial capltallst states In social welfare expendi-
tures~ (4.4 percent of the gross national product
(Q¥P)). The United States remains at the bottom of
sich camparativé rankings. The size of the American
state sector as a proportion of G remains relative~
ly low at 33.2 percent, compared to 33.8 percent

for Prahce; 40.5 percent for Germany; 43.4 percent
for Britain; and 47.4 percent for Sweden.

This general pattern holds for spending on in-
come transfers; of the European and North Américan
states, the United States spent the lowest propor-
tion of QIP.on transfers in this period, and, with
the exception of France, had the lowest rate of
increase.3/

With regard to non-education public services and
benefits .in kind, such as health services and public
housing, Heidenheimer writes, ''where markets have
been dominated by private suppliers, U.S. programs
have lagged behind European ones by as much as two
generations. These programs long remained in the
non-takeoff category, exhibiting low growth rates
campared to their European equivalentg.' “Only pro-
grams of social insurance have grown at rates which
have closed the gap between Europe and America.

Further, U.S. expenditurés on education at all
" levels have been relatively high.4/
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These patt®rns are explicable, in part, by the
terms of the U.S. culture of citizenship. The di-
visions between work and camumnity understandings
dating from the ante-bellum period have been, in
my view, the major obstacle to the formulation of
class-based party politics. The absence of even a
moderate social democratic party, with an institu-
tional and. ideological need-to push for welfare
state expansion, limits pressures for social irmo-
vation to the activities of bureaucrats, hunanitar-
ian reformers, ad hoc disruptive mass movements,
trade unions; and businessmen fearful of disorder..
The very breadth of this cond:.t:.cn diminishes its
cons:.stency and impact.

These considerations uﬁy inform the research
apenda for the politics of e tion. For the work-
ing class institutions of party, union, church, and

. voluntary organization types are rooted fin the pro-

cess of differentiation of social life into work,
comumity, and state relations discussed above.

- This segréntation makes it especially important that ,
" &tudies of school and society exchanges focus on

each of these kinds of working class institutions,
rather than on just one or two,” because the rela-
tions between them and the relative importance of

each in ent settings and in da,ffere.nt periods
are so historically contmgemt

Mach remains to bé done, for serious research on
the links betweeri these institutions and school sys-
tems has hardly been undertaken. The fimctions of
the political machine have béen described in genePal
terms, but comparative research on the efficacy of
party organizations for the generation of school-
related issues is badly underdeveloped. Much has .
been'written about the role of churches in religious-
ly-related school controversies, but they have sel-
dom been, conceptualized as mediators of working class
needs and concerns. And while it is true that unions
have never played as central a role in formulating
the educational eoncems of the working class in
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the United States as they have played in Europe,
they have attended to educational concerns periodi-
cally. But the limits of their impact have yet to
be systematically established.

Bmpirical mappings of the relationships en-
tailed by the comections between these institutions
and schools over time would of necessity be informed
by a portrait of what is distinctive about the U.S.
culture »f citizenship; and, in turn, these.studies

. would give weight and substance to a very old and

broad agenda that asks what is distinctive or ex-
ceptional about the American experience of citizen-
ship and class.

L]
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Sallsbury Re _lomder

o 1

.
Readmg the coments of Clasby, Greenberg, Katz-

- nelson, and Kotler and réreading my own paper have

_ helped mé recognize more clearly than before what 14 -

was trying to'say. ,In this brief rejoinder Jlet me
v . . ‘




" stresst three of the points I wanted to make the
first time around but perhaps did not commmicate "
effectively.. = . :

First, I have sought to emphasize the breadth
of the concepts and phenarena of citizen participa-
tion. There is no arena of life from which it is
excluded. But that dves not mean that it is the same
in every arena; that ecdnomic citizenship.is identi-
cal with political citizenship, or that participa-
tion in school affairs carries over full blown into
other civic arenas.

My point is that the character of participation
in diverse institutional settings and the relation-
ships guong the different types and modes of parti-
cipation are’problematic. We know very little
about these interconnections, and before we make
, assurptions. and develop policies about transferabil-
ity and such matters we had better find cut. In
large measure I agree with Katznelson in holding
that the differentiations and interrelationships
within the overall st'iture of citizenship, espe-
cially in the United States, are of crucial import-
ance. . ‘

My second point is much'like the first. I-
stress that we know relatively little about the im-
pact of participation on public policy or on the

.. participants. In their rather different ways,

Clasby, Greenberg, and Kotler are ‘all firmly con-

" vinced of the virtues of participation, but none of

* them Offers evidence of how much and what kind of

. difference will result. I conténd, however, that re-
“gardless_of participation's effects or lack of ef- &
- fect, on society, individual self-fulfillment can
still be enhanced.” Far from regarding that as some
sort of comedown, as Clasby seems to, I hold the .
full realization of each individual go be the .supreme
‘good of any social order. And it is of special im-

" portance given the uncertainties surrounding the
social costs and benefits associated with participa-

tory citizenship. 58
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T My d point has to do with-the politics of
essays oif citizenship and participation. GCreenberg
says that citizenship training is never neutral,
and be is quite right. Neither, however, is his
"view that the world is divided into warring classes,
nor Clasby's conviction that citizen participation
is good and more would be better. The position I
tried to set forth is that insofar as participation
does make & social difference, same people will be
better off and sane'mdy be less so. Participatio
is very often redistributive in.its effects, and so
are the implications of most writing about partici-
pation.

e’ i
I have shggested that the “mature citizen'

should ¢ame to recognize these ''political" dimen-
sions of his participation and of the speeches and
essays thap variously exhort and analyze his activ-
ity. The "mature citizen" will recognize that the
taxpayers'revolt is every bit as a product of
citizen action as equal rights for wdnen and minor-
ities, The practice of citizenship in'a democracy
is full’of ironies that gre themselves the fruit of

hman variety in ambition and complexity i tive.
I regard this ultimately'aMor
celebration, but meanwhile for recognition and

caref;ul gtudy.
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